The Impact of Serving the Unserved on Public Library Budgets by Eastlick, John T. & Schmidt, Theodore A.
The Impact of Serving the Unserved 
on Public Library Budgets 
J OHN  T .  EASTLICK 
a n d  
THEODORE  A. SCHMIDT  
AMERICAN and 1930s were very CITIES OF ~ ~ ~ 1 9 2 0 s  
concentrated with well-defined borders, with a few suburban towns for 
the wealthy. The rural expanse was relatively immense, to be traversed 
by the few who owned an automobile or  by those who would travel by 
inter-urban trolley or railway. 
The urban situa'tion remained relatively static until the decade of the 
1940s, when a major migration took place as many factoryjobs opened 
in northern cities. Rural people, black and white, poured into the 
urban areas to staff the burgeoning war industries of World War 11. 
These people settled into housing assigned to them a priori because of 
their skin color and/or economic situation. This housing usually 
consisted of already existing apartments or  reconverted single-family 
buildings which were divided into multi-family apartments. Invariably, 
this pattern of unskilled workers, inadequate housing, and lack of 
mobility due to skin color andlor education led to the development of 
pockets of urban slum. 
While the late nineteenth century and early twentiety century city 
can be characterized by its centralization of government, industry, 
cultural institutions and adequate public transportation, the latter half 
of the twentieth century has been and will continue to be characterized 
by decentralization. Following the influx of the rural poor, the 
middle-class and upper lower-class working people moved to the new 
suburbs ringing the urban area. In its search for expansion, industry 
discovered that land was cheaper in the rural areas and that it was more 
efficient to build on one expansive story than to add on to existing 
urban factories. There was a shorter travel distance to and from the 
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factory for  the  newly suburbanized working force,  a nd  the  
government would accommodate industry's rural expansion by 
developing new transportation routes to connect urban centers via the 
rural and suburban rings. 
The  two decentralizers, roads and industry, have had a major impact 
on public libraries and on the central city in general. Cities ringed and 
bisected by high-speed highways and public transportation systems 
allow for a more mobile population. Lt'ith jobs located in the city or  in 
the suburbs, a commute of eighty miles per day to and from the city or  
between suburban communities is not unthinkable. Not only do  the 
high-speed highways physically isolate sections of a city, but they make 
it possible for people who live in the suburbs to commute to their 
~vhite-collar positions in town and commute back out again without 
contributing to the central city coffers for services used. 
This picture has been amplified by the fact that urban and suburban 
grorvth has been so abrupt. In 1900 urban population constituted 40 
percent of the total U.S. population, while in 1960, 63 percent of the 
population was urbanized. Suburban growth has been equally as 
striking: during the decade 1940-50 the suburban population grew 
three times faster than in the decade 1930-40.' The  growth of the black 
population in the cities has been fear inducing to many. The  1970 
census showed that in urban areas (Standard Metropolitan Statistical 
Areas) of 500,000 or  more people, 12.5 million whites and 762,000 
blacks had moved to the suburbs since the 1960 census. The  suburban 
black population increase was .3 percent over the 1960 census figure. 
On  the other hand, the urban influx of blacks was an increase of 5 
percent (18 percent in 1960, 23 percent in 1970). During the decade 
1960-70, 3.4 million black people moved into the central cities as 
opposed to the 2 .3  million white people who moved out.2 The  prospect 
for 1983 as projected by former Senator Paul Douglas is that "by 1985, 
an additional 33.9 million ~vhites ~villive in the suburbs, an increase of 
104 per cent. The  nonwhite suburban population will go up  from 2.8 to 
6.8 million, but this represents only a 1 per cent increase in the t ~ t a l . " ~  
Similarly, aged people make up larger percentages of central city 
populations. Chicago, for example, is considered a "young" city 
because 45 percent of its total population is under twenty-five years of 
age. But Chicago also has an elderly population of 10 percent who are 
sixty-five years of age o r  older. In both age groups, the ability to 
contribute to city tax support is either low o r  fixed by retirement. 
These groups are heavy users of library services, but can afford to pay 
relatively little in property tax. 
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The situation, then, within the large urban areas of the United States 
is this: (1) the urban flight of the wage and salary earning middle class 
to the suburbs has exacerbated the decay of buildings and services in 
the central core, and (2) the people who have filled the vacuum 
created by those fleeing the city are less educated, in poorer health, 
usually in need of immediate housing, and obliged by skin color or  
economic contingency to take substandard housing. The  resulting 
population requires and demands better services ranging from welfare 
agencies and day-care centers to fire and police protection. They also 
are the least able to contribute to the initiation and maintenance of 
these services4 
Kenneth Beasley sees the urban situation as one of physical and 
social changes occurring much faster than the individual's o r  
government's ability to alter the existing economic and social 
relationships.Vhe conclusion that was drawn during the turbulent 
1960s was that libraries were being irrelevant by avoiding their adult 
constituency. Librarians felt this, and launched a massive program of 
trying to reach their unreached constituency. 
The  emergence of the civil rights movement of the 1960s forced 
white America to face its record of voter registration "irregularities," 
separate and unequal education, and housing and job discrimination. 
The  result was a massive outlay of federal funds for a "War on Po\lertyn 
designed to upgrade the housing, nutrition and education of the 
nation's poor. 
HOL\ did libraries fit into the developments of the mid-1960s? 
Perhaps public librarians recognized that their tradition of providing 
book resources generally acquired by the library had no meaning to the 
ghetto adult u ho could not read. Perhaps they sax\ their "mission" as 
being a practical failure in the political arena where quantifiable results 
counted with dollar-doling city councilmen and few ghetto residents 
were passing through library doors. Perhaps librarians recognized that 
their service to and for the middle class would not ingratiate them to 
the ner+ black mayors in neu black-majority cities such as Washington, 
Los Angeles, Atlanta, Gary, and Cleveland, uhich had majorlty 
constituencies that L+ere decidedly not middle class.6 Whatever the 
reason, urban librarians actively sought out the unserved in their 
communities. 
They found people who not only lived in the physical ghetto of 
homogenous race, economic situation and educational attainment, but 
also lived in a psychological ghetto. Symptomatic of the psychological 
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ghetto \\as thc reluctance of blacks to participate in white-offered and 
~ihite-administered community programs even though the offer had 
been made.' Ralph Conant suggests that beneath the black's attitude is 
the unspoken reaction of a black reflected in the passage from James 
Baldwin's Go Tpll It On the Mountain: "they would look at him with 
pity."R 
Librarians found people who were dysfunctional in the historical 
perspectives of  urban  mobility. Pre-1950 urban  areas were 
characterized by the opportunities they offered for economic, social, 
and political up~vard mobility. Highly visible, urban blacks were color 
barred, value barred, and acceptable-language barred from moving 
uplcard through political, job, or  housing ranks. The  machinery never 
functioned for them-schools did not educate, politicians did not 
communicate. 
Library service for the disadvantaged had a very low priority since 
the disadvantaged traditionally placed little value on books per se. That 
does not mean they placed little value on education. In surveys of 
ghetto residents the question of aspiration for one's child was answered 
by the hope that the child would be educated enough to be a lawyer o r  
doctor. The problem arose when the residents were questioned as to 
how they would accomplish their dream of educating their child for 
these professions; they rarely knew. Also, the ghetto residents were 
misinformed about charges for library service. Finally, ghetto residents 
lacked the finances to travel to and from the library, o r  for a babysitter 
to mind the children." 
The  statistics concerning those termed "disadvantaged" might seem 
numbing to some, but to many librarians they were the standards of the 
enemy, waiting to be torn down in battle. The  1960 census revealed the 
following: 77 million, o r  40 percent, of the U.S. population were living 
below the poverty level; 10% million families had an annual income 
below $4,000, and 4 million individuals had an annual income below 
$2,000. From a population of 99 million persons 25 years and older, 8 
million had completed less than 5 years of schooling, 13 million had 
completed 5-7 years of schooling, and 17 million had completed 8years 
of schooling; in other \cords, 40 percent of the population had 
completed 8 years or  less of schooling.1° 
Claire Lipsman's analysis of library use among the disadvantaged 
discovered that fully two-thirds of the users w7ere 19 years of age and 
younger and one-third of the users were elementary-school age. The  
vast number of disadvantaged over 19 were nonusers of libraries. 
If a relationship exists between the statistics on library use and 
LGo61 LIBRARY TRENDS 
Serving the Unserved 
defining the disadvantaged, it exists in identifying why the library is 
not being used more. In the disadvantaged community the library 
maintains its function as an educator of children, a recreation and 
meeting place for youth, and an irrelevancy to adults. While the library 
once held a monopoly on communication by controlling the print 
media, television, newspapers, and the ubiquitous paperback have 
introduced new information sources to the adult community. While 
the library as a part of the education complex promised and delivered 
upward mobility to early immigrants through acculturization, it failed 
to deliver for the Blacks, Chicanos and native Americans." 
"If there is to be meaningful change in the lives of these people, it 
must come about through finding and using the methods by which 
their own latent power as human beings can be mobilized, organized, 
and directed toward constructive social action and desired social 
change."12 This answer to an unwritten question on how to help is 
offered as a generic solution by Kenneth Clark. While the idea applies 
to all segments of government and society in a very general way, it has a 
particular relevance to librarianship. Forgetting the logistical 
difficulties of implementing such a difficult task as "finding and using 
. . . latent power as human beings," Clark pinpoints the solution. 
Massive infusions of funds into existing programs (mental health 
clinics, welfare case workers) will not get the job done unless a basic 
revision of attitudes towards the poor as human beings is undertaken. 
Once this attitudinal shift has been completed, the program 
implementation can begin. 
How does one go about organizing a library program to aid the 
urban disadvantaged? Optimally, the planning would follow the tenets 
of Program Planning and Budgeting (PPB)-a recent arrival in library 
budgeting procedure. This method was very rarely followed; pre-1970 
budgeting was usually done on the basis of supplying funds for 
categorical costs or line costs. Another reason why the optimal plan of 
program planning was rarely used is that the funding source 
necessitated speed in developing a proposal in order to beat the 
competition to the funding trough; therefore, adequate planning was 
not accomplished. Also, the funding was usually limited to one or two 
years with little hope of renewal. The typical program had to be of a 
demonstrative or  experimental nature, and often little research 
prefaced the proposal. For example, a favorite program would be to 
develop a "nontraditional" library collection for ghetto youth and 
adults. Rather than interrogate the target community on what it 
thought were necessary materials, the librarians proposed books on the 
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basis of where they thought the community was and should be. After 
one specific program had been funded and implemented, the 
Neighborhood Youth Corps began requesting material in calculus, 
advanced electronics, and cybernetics. Did the library have these 
materials? Of course not!13 
Lipsman's analysis of library effectiveness pointed to another salient 
benefit of community analysis. Her study of variables controlling 
library usage revealed that formal schooling is a very strong motivator 
of library usage.14 This  variable extends beyond elementary, 
secondary, and advanced schooling to include vocational and informal 
training. The  issue here is not whether a library should directly enter 
the education field (although there is discussion of the liabilities and 
assets of such a proposal1.'), but rather the awareness that the library 
has to have "feelers" in the community to update the staff on 
educational needs within the community. 
While these general comments apply to most programs, unique 
methods were applied to specific community programs. The  New York 
public libraries have been at the forefront in developing service 
projects for the unserved. The  Queens Borough Public Library 
conceived of the Operation Head Start program in 1963as a method of 
introducing children to books, and books to families which had little 
previous contact with any printed matter. A narrative report of this 
program has been done by the Bank Street College of Education.16 
The  Queens Borough Public Library also sought to meet the needs of 
another unserved group by developing a Central Library Teenage 
Project. This program provided a space in the permanent library for 
after-school use of audiovisual equipment and paperbacks. T o  
augment this program, mobile units which served the community 
during the summer as Tell-A-Tale-Trailers, were converted to mobile 
reference libraries which traveled to community junior and senior high 
schools to act as after-school homework centers during the school 
session. 
The  Brooklyn Public Library created innovative outreach programs 
by expanding the amount and number of locations of its story-telling 
programs. By utilizing trained community volunteers, the library was 
able to reach the unreached at churches, day-care centers, housing 
projects, and schools. As significant as the quantifiable group of people 
reached is the fact that by working in liaison with the administrators of 
the organizations where outreach programs were held, libraries began 
coordinating their information-handling capabilities with other  
community agencies.18 
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Equally as radical as breaking out of its shell to cooperate with other 
agencies was the Brooklyn Public Library's 1967 revision of its book 
selection policy. This revision stressed the need for each neighborhood 
agency to review its rejected title list with emphasis on neighborhood 
relevancy.'' Such activities as the Bushwick Branch Bash brought the 
library completely ou t  of  the  print inonprint  media into the 
sponsorship of a neighborhood fair. Held June 13-14, 1968, the Bash 
was an example of community cooperation to accomplish a nonlibrary 
function. The  community coordinator for the Bushwick Branch 
identified community agencies (police and fire departments, social 
security office, welfare department, etc.) and individuals (having 
abilities in crafts-making, cooking, native dancing, etc.) who were 
willing to donate time to the fair. While the success of the venture is 
reflected in its 7,000 participants, no information was given about any 
surge in library use.20 
The High John Project, sponsored by the University of Maryland's 
School of Library and Information Services and by Prince Georges 
County (Maryland) Public Library, received sizable press coverage from 
its inception on October 23, 1967, to its demise. Its history is a case study 
in funding for library programs for the disadvantaged. Originally, 
funds were sought from the Library Services and Construction Act, 
Title I, to establish a traditional library service program for people in 
an unserved area. Ancillary to this proposal was the opportunity to 
train librarians in a rarely seen environment. The Office of Education 
and the Office of Economic Opportunity were interested in the 
concept but found that the project did not fit in with their overall plans. 
Enough latitude prevailed in the plan to allow the secondary purpose, 
training librarians, to become the primary purpose. The  new objective 
of the program was to reverse the assertion that "library schools and 
library practice have been and continue to be middle class in their 
o r i e n t a t i ~ n . " ~~Money was quickly found by the sponsoring University 
of Maryland School of Library and Information Services from the 
Higher Education Act of 1965, and the program began. The  program 
tempered the idealism of new librarians by exposing them to a culture 
with behavioral patterns which they had never seen. While the 
outreach for the library school students was, perhaps, more unusual 
than the outreach to the community, a unique library did arise.22 When 
the federal grant  was terminated, the University of Maryland 
discontinued its sponsorship but Prince Georges County Public 
Library retained its sponsorship. The  High John Library never again 
received an adequate level of funding, and the project terminated 
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when the staff went on strike against the inadequate funding for 
paving, lighting, and book stock.23 
Toledo, Ohio and Chicago, Illinois both sponsored a type of 
outreach which is unique-bus service to and from the library on a 
scheduled basis. The  Toledo Public Library chartered new city buses to 
serve different sections of the city by giving free rides on Tuesday and 
Thursday evenings for one month in 1969. A library staff member 
11.ould ride the bus answering questions about library holdings, 
organization, and services. The  cost for this was $140 per week and it 
was discontinued when not enough people made use of the service.24 
The Chicago busing experience was twofold. A 1971 Model Cities 
Grant of $181,000 was used to bus 9,000 school children from ten 
schools to local branches, while a second program-similar to the 
Toledo program-transported citizens to the main library. 
Cost-effectiveness figures were not included in the surveys.25 
The  relationship bettveen the Chicago population and library use 
deser1 .e~  comment .  T h e  1960 central-core populat ion was 
approximately 3,237,000. Only 22.3 percent (734,584) of this group 
were registered library users. Fully 60 percent of this user group were 
19 years of age and younger, and over 50 percent of the user group 
\\-ere students enrolled in formal schooling.2s To  rectify a situation in 
which only 12 percent (approximately 254,000 people) of the user 
group are adults not engaged in formal schooling, the Chicago Public 
Library actively sought a new constituency. The  thrust of the programs 
was away f rom middle-class service for  school chi ldren and  
best-seller-seeking matrons, and torvard attracting the previously 
unattracted residents of' the southside and westside slums. One 
component of this effort was the opening of twenty to twenty-five 
storefront information centers which served as exchanges for  
community service agencies, as cul tural  centers ,  and  as 
homeworkistudy centers. Staff assignments were tripled and many 
in-community people tvere trained to do  the clerical jobs. Two task 
forces, one for the southside and one for the westside, were created to 
coordinate branch and storefront programs. Each task force contained 
a children's library specialist, a young-adult specialist, an adult 
specialist, an audiovisual specialist, and a community worker. Through 
the cooperative efforts of a number of librarians, small collections of 
rcference and  basic reading materials were distr ibuted to 
neighborhood bars and barbershops, welfare centers, medical clinics, 
and juvenile court waiting rooms. Small, van-like bookmobiles 
delivered topical information on welfare rights, job information, and 
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consumer protection to the ghetto neighborhoods. A "republication 
office" operated to repackage useful hardbound material into leaflet 
o r  pamphlet form for distribution through community agencies.27 
The  Los Angeles Public Library System has long recognized the 
need for outreach programs, if only for self-survival: "When the L\'atts 
riot leveled the buildings along the length of South Central Avenue in 
Los Angeles, the Vernon branch library was almost alone on that street 
to remain intact. Its survival in this devastation is an indirect tribute, 
perhaps, to the program of community service that started three years 
ago, when, ironically, the Vernon Branch was to have been closed."28 
Utilizing a $5 19,536 LSCA grant, the Los Angeles system developed a 
two-year, four-phase program to aid the disadvantaged. Phase I 
brought bookmobile service t o  a poorly served area in the southern 
region of Los Angeles. The  few existing branch libraries were 
significantly under-used. Phase I1  coordinated an  extensive staff 
retraining program, and Phases I11 and IV developed service in 
individual communities, e.g., the bilingual c ~ m m u n i t y . ~ T h e  success 
of the program can be measured by the fact that 95 percent of the 
patrons attracted by the bookmobile service had never previously used 
the library. 
T h e  above review of selected library service programs to the 
unserved has been presented to demonstrate the fact that such 
programs during the 1960s were mainly supported by federal funds. 
The  federal role in library support began in 1946 when the American 
Library Association began lobbying for rural library development 
programs. The  culmination of this effort lvas the Library Services Act 
(LSA) of 1956. A 1964 amendment  to the LSA eliminated the  
rural-only bias by erradicating the 10,000-or-less population limit. A 
1966 amendmen t  to  t he  now- te rmed Library Services a n d  
Construction Act (LSCA) made demands on the recipient states to 
provide matching funds and state plans. The  1965 Elementary and 
Secondary Education Act (ESEA) aided urban public libraries by 
providing funds for the development of elementary, secondary, and 
college libraries. This absorbed a portion of the traditional public 
library role as an ancillary agency of the education system. With the 
advent of the War on Poverty, a number of other federal acts were 
authorized which had ramifications for public libraries. The  Model 
Cities Act and the Higher Education Act of 1965 had spinoffs which 
affected urban public libraries. The  Economic Opportunity Act of 
1964 called for the establishment of libraries in Job Corps Centers and 
for the initiation of work-study programs designed to recruit children 
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from economically disadvantaged backgrounds in various professions 
(including librarianship) through the use of grant money. The  
Manpower Development and  Tra in ing  Act (MDTA) of  1962 
demanded that libraries re-evaluate their collections which served 
MDTA recipient groups. The  act provided funds for purchasing new 
and relevant materials for these collection^.^" 
The majority of programs of service to the disadvantaged were 
funded by LSCA Title I money. Lipsman reports that thirteen of the 
fifteen city libraries she visited had received federal money for the 
initiation and maintenance of their programs. Eleven of the fifteen had 
received their money from LSCA, and ten of the eleven had received 
$100,000 or  more per year per city.30 
The local government assumption of funding library programs was 
not a popular concept. In 1966 no city of 100,000 or  more population 
was committing more than 2 percent of its total municipal expenditure 
for support of its l ibrar ie~ .~ '  The  funding situation had degenerated to 
the point that Lipsman reported that of the fifteen cities she studied, 
eight city administrators answered with an unqualified "no" her 
question on their interest in expanding local financial support to 
library programs for the d i s a d ~ a n t a g e d . ~ ~  
As the Johnson administration promoted the philosophy of "The 
New Federalism," funds from various federal sources seemed rather 
secure. The  tenets of new federalism included the "recognition that 
disparities in the fiscal and other  capacities of state and local 
governments make them unable to meet the national need for equality 
of opportunity without help from Wa~h i n g t o n . " ~~  However, at the end 
of the Johnson administration changes in the federal role began to be 
evident. Gradually the administration's budget recommendations for 
library programs were reduced, authorized funds were impounded, 
and federal funds were not able to support programs previously 
established. 
Not all federal funds were eliminated. In 1971, LSCA federal 
expenditures totaled $37,941,068 (including carry-over funds from 
FY 1970 under the Tydings Amendment). Of this amount, 73.9 
percent, or  $28,275,826, was allocated to LSCA administration of all 
titles including Grants-in-Aid, strengthening of state agencies, 
statewide library programs, centralized processing programs, training, 
and other  programs of general priority. Only 24.1 percent, o r  
$8,965,242, was allocated to specific priority programs such as 
programs for the disadvantaged (7.9 percent), and titles 111, IV-A and 
IV-B of the then-constituted LSCA. 
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That there was a shift in priorities is indicated by the pattern of 
expenditures of LSCA funds for fiscal year (FY) 1972. While there was 
a larger sum available in FY 1972 ($48,865,410 including carry-over 
funds from FY 1971 under the Tydings Amendment), the distribution 
changed. General priority expenditures were reduced to 52.9 percent 
of the total sum available and specific priority expenditures were 
increased to 47.1 percent. Programs for the disadvantaged reserved 
16.8 percent ($8,234,286) of the specific priority funds. However, 
many of the other specific programs are related to the unserved 
population. Programs such as services to the physically handicapped, 
the institutionalized and the aging, and for early childhood education, 
career education, migrant education, drug-abuse education, the 
Right-to-Read, and other specific priority programs received 30.3 
percent of the funds.34 
While the LSCA Title I authorization for FY 1973 was $11 7,600,000, 
only $30,000,000 was appropriated. Never in the history of LSCA did 
the amount appropriated equal the authorization. But this FY 1973 
budget casts grave doubts on the future federal role in supporting 
public library programs. 
Since the explosion of library programs to serve the unserved in the 
mid-1960s, the sophistication of the urban library in planning more 
meaningful and relevant programs has increased. Now some very 
significant programs a re  in operat ion.  T h e  following is a 
representative list of programs trying new approaches to serving the 
unserved: Langston Hughes Community Library and Cultural Center, 
Queensborough, New York; Phillis Wheatly Community Library, 
Rochester, New York; Philadelphia Action Library, Philadelphia, 
Pennsylvania; Dallas Public Library Independent Study Project, 
Dallas, Texas; Cleveland Public Library Research and Implementation 
Program, Cleveland, Ohio; Philadelphia Free Library Social Service 
Directory, Philadelphia, Pennsylvania; and Enoch Pratt Community 
Action Program, Baltimore, Maryland. 
Some of these, such as the Cleveland Public Library Research and 
Implementation Program, still operate on federal grants.35 But it is 
believed that the urban public library is nolt directing more of its own 
resources into programs for the unserved. Because of lack of statistics, 
specific figures cannot be given. But it is logical that as more 
previously-unserved people move into an urban area, the urban library 
would reach out with its own resources to reach them. Edwin Castagna 
has indicated that while the Enoch Pratt Free Library's outreach 
program was supposedly totally funded by the federal government 
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from 1965 to 1969, considerable support from the library as a whole 
undergirded the program.36 It is believed that this has generally been 
true in all urban libraries. Even though the primary funds emanated 
from the federal government, supplementary effort and services were 
rendered by the library operating the program. 
Since 1969 it has been believed that the costs of outreach programs 
have been gradually incorporated into regular operating budgets. 
Castagna reports that "there is no question but that outreach programs 
are being incorporated into the regular institutional programs. This 
may be because so much of the city has become 'inner city' and we are 
benefiting from what has been learned through the Community 
Action Program and other efforts made in inner city branches. If I had 
to make an estimate of the cost of our services to the disadvantaged, I'd 
say it would be well above one-third of our budget total, o r  close to 
$3,000,000."36 
The  urban library generally has several types of outreach programs 
aimed at those specific groups or  communities which were previously 
unserved o r  only minimally served. It cannot be assumed that only the 
poor o r  the  ethnic minority were unserved.  Sometimes the  
businessman operating a small plant was unserved, as well as the 
researcher, the architect, or  other special "communities" of the urban 
city. Urban libraries are learning to reach out to all, and because 
program budgeting is so infrequently used in urban libraries, the cost 
of such outreach programs of any type cannot be determined. 
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